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The purpose of this study is to analyze the implementation of the Online Single Submission Risk-Based 
Approach (OSS RBA) permitting services for Micro, Small, and Medium Enterprises (MSMEs) in North 
Gorontalo Regency and to formulate an implementation model that is adaptive to local conditions. This 
research employed a qualitative descriptive-analytical method, with data collected through in-depth 
interviews, field observations, and document analysis involving policy implementers and MSME actors. The 
analytical framework was based on Edwards III’s policy implementation model, which emphasizes 
communication, resources, implementer disposition, and bureaucratic structure. The results of the study 
indicate that the implementation of OSS RBA has not yet been fully effective. Significant challenges include 
weak policy communication, limited human resources and digital infrastructure, insufficient technical 
capacity among implementers, and a bureaucratic structure that remains centralized and less responsive to 
the region's geographical and socio-economic characteristics. These conditions contribute to limited access, 
low understanding, and varying levels of acceptance among MSMEs toward digital-based licensing services. 
The study concludes that effective implementation of OSS RBA requires a locally context-based 
implementation model that integrates strengthened communication, capacity building for implementers, 
improved digital infrastructure, and a more inclusive bureaucratic structure involving sub-districts and 
villages. This adaptive model positions OSS RBA not only as an administrative instrument but also as a tool 
for MSME empowerment and local economic development. 
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INTRODUCTION 
Micro, Small, and Medium Enterprises (MSMEs) are the 

backbone of the national economy and a crucial instrument in 

promoting equitable regional economic development. In 

Indonesia, MSMEs contribute significantly to Gross Domestic 

Product (GDP) and employment, making the sustainability and 

legality of MSME businesses a strategic issue in public policy 

(Guliwe & Bulelwa, 2023). Business legality through business 

licensing not only provides legal certainty for business actors but 

also opens access to financing, empowerment programs, and 

protection from various business risks, including easier access to 

financial institutions and government policy support (Fitriadi et 

al., 2024).  

In response to the need for licensing reform and an improved 

investment climate, the Indonesian government implemented the 

Online Single Submission Risk-Based Approach (OSS RBA) 

system, as stipulated in Government Regulation Number 5 of 

2021 concerning the Implementation of Risk-Based Business 

Licensing (Nurhayati et al., 2025). This system is designed to 

simplify licensing procedures by adjusting requirements based on 

the risk level of business activities. This allows low-risk 

businesses, including most MSMEs, to obtain business legality 

more quickly (Kristantiya et al., 2023). This risk-based approach 

is expected to reduce administrative burdens, expedite the 

licensing process, and improve MSME compliance and formality 

(Anggunsuri & Zahara, 2023). However, implementing this 

national policy at the regional level has not always been optimal. 

It often faces structural challenges, particularly in areas with 

limited infrastructure and complex geography. 

North Gorontalo Regency is one such region characterized by 

coastal and island areas, a large geographic expanse, limited 

transportation access, and disparities in digital infrastructure 

across areas. These conditions directly affect MSMEs' ability to 

access digital licensing services, including the OSS RBA system. 

Although the number of MSMEs in this region has increased year 

after year, the proportion of businesses holding business permits 

remains relatively low compared to the total MSME population. 

This gap indicates issues with the implementation of the OSS 

RBA policy, which has not been fully adapted to the local context, 

particularly in terms of technological accessibility, institutional 

capacity, and policy support for business actors (Mori, 2020). 

Several previous studies have examined licensing service 

reform and the implementation of digital systems in the context 

of MSMEs. Fahmi & Koster (2017), emphasized that licensing 

simplification is a crucial prerequisite for increasing the formality 

and competitiveness of MSMEs. A study by Abdurrahman 

(2025), showed that implementing e-government in the licensing 

sector can improve the efficiency of public services. However, it 

still faces serious obstacles related to human resource readiness 

and public digital literacy. Research by Qotrunnada et al., (2025), 

on the first generation of OSS also found that the successful 

implementation of an integrated licensing system in regions is 

heavily influenced by bureaucratic capacity and technological 

infrastructure support. Meanwhile, Damayanti et al., (2023), 

emphasized that a risk-based licensing approach will only be 

practical if supported by intensive policy communication and 

adequate assistance for small businesses. 

However, most previous research has focused on evaluating 

OSS policies in general or on urban and regional areas with 

relatively good infrastructure readiness. Studies specifically 

analyzing the implementation of OSS RBA for MSMEs in coastal 

and island areas with limited digital infrastructure, such as North 

Gorontalo Regency, are still very limited. Furthermore, few 

studies have systematically developed a local context-based OSS 
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RBA policy implementation model using Edwards III's policy 

implementation theory framework, which emphasizes the 

interaction between policy communication, resource availability, 

implementer disposition, and bureaucratic structure (Edwards 

III, 1980). Therefore, the novelty of this research lies in its effort 

to formulate an OSS RBA implementation model that is adaptive 

to regional social, geographic, and institutional conditions, while 

simultaneously positioning MSMEs as policy subjects requiring 

ongoing support rather than merely administrative objects. 

The urgency of this research is further heightened by the 

growing number of MSMEs lacking legal status amid national 

policy pressures to digitalize public services. The mismatch 

between the design of digital-based national policies and local 

realities, coupled with limited access to technology, has the 

potential to create exclusion from public services if not addressed 

through a contextual implementation model. Therefore, this 

research is essential not only as an academic contribution to the 

development of public policy implementation studies but also as 

a practical reference for local governments seeking to improve 

licensing service strategies, strengthen coordination across 

government levels, and support the sustainable empowerment of 

MSMEs. 

 

METHOD 
This study employed a qualitative, descriptive-analytical 

design. This study aimed to gain a deeper understanding of the 

implementation process of the OSS RBA policy and the dynamics 

of interactions between actors involved in MSME licensing 

services in North Gorontalo Regency. A qualitative approach was 

chosen because it enabled researchers to explore the meanings, 

perceptions, and experiences of policy actors in context, 

particularly in complex public policies involving multiple 

stakeholders (Creswell, 2014). The research focused on the 

implementation model of the OSS RBA licensing service, with an 

emphasis on how national policies are translated and 

implemented in the local context of coastal and island areas. 

The research data sources consisted of primary and secondary 

data. Primary data were obtained through in-depth interviews 

with purposively selected key informants, including officials from 

the Investment and One-Stop Integrated Services Agency 

(DPMPTSP), sub-district and village officials, and MSMEs who 

had and had not yet processed licensing through the OSS RBA. 

The selection of informants was based on their direct 

involvement and knowledge of the policy implementation 

process (Sugiyono, 2021). In addition to interviews, field 

observations were conducted to obtain an empirical picture of 

licensing service practices, interaction patterns between service 

officers and business actors, and the obstacles encountered in the 

service process. Secondary data was obtained from policy 

documents, laws and regulations, agency performance reports, 

MSME statistical data, and relevant scientific publications to 

support and compare the analysis. 

Data collection techniques included semi-structured 

interviews, participant observation, and documentation studies. 

Semi-structured interviews allow researchers to gather 

information flexibly while remaining focused on the research 

focus (Kvale & Brinkmann, 2015). Participant observation was 

used to capture the social realities and practices of licensing 

services directly, while documentation studies complemented 

and verified field findings. Data analysis was conducted 

interactively through the stages of data reduction, data 

presentation, and conclusion drawing, as outlined (Miles et al., 

2014). The research analysis framework draws on Edwards III's 

policy implementation theory, which encompasses 

communication, resources, implementer disposition, and 

bureaucratic structure. Data validity was maintained through 

source and method triangulation and discussions with key 

informants to ensure the credibility and validity of the research 

findings. 

 

RESULTS AND DISCUSSION  
Weaknesses in Policy Communication in the Socialization of 

OSS RBA to MSMEs 

        Communication plays a crucial role in determining the 

successful implementation of the OSS RBA policy, as it is the 

primary means of conveying the policy's objectives, procedures, 

and benefits to target groups. Research results indicate that the 

dissemination of the OSS RBA policy to MSMEs in North 

Gorontalo Regency has not been optimal. Information regarding 

registration procedures, business risk classification, legality 

benefits, and risk-based licensing stages remains incompletely 

understood by most MSMEs, particularly those in rural and 

island areas. This situation indicates a communication gap 

between policy makers and implementers at the regional level 

and the target groups, potentially hindering the achievement of 

the OSS RBA's objectives as an instrument for simplifying 

business licensing. 

        Limited communication media and low digital literacy levels 

among MSMEs are key inhibiting factors in the policy 

dissemination process. OSS RBA dissemination tends to be 

conducted through formal mechanisms, such as face-to-face 

meetings at the district level or information dissemination 

through official government digital channels. This top-down, 

centralized communication pattern means policy information 

does not reach all MSMEs equally, especially those in areas with 

limited internet access and minimal direct assistance. However, 

according to Edwards (1980), effective policy communication 

requires clear messages, consistent information, and 

communication channels appropriate to the target group's 

characteristics. The mismatch between communication channels 

and the social conditions of MSMEs in North Gorontalo led to 

the incomplete and ongoing dissemination of the OSS RBA policy 

message. Due to this weak policy communication, a negative 

perception has developed among MSMEs that obtaining business 

permits remains complicated, time-consuming, and relatively 

costly. 

      Business actors' past experiences largely influence this 

perception, with the cumbersome conventional licensing system 

and the lack of information highlighting the fundamental 

differences between the OSS RBA and previous licensing systems. 

This finding aligns with research by Ackom et al., (2022), which 

shows that communication failures in implementing e-

government policies often trigger public resistance, even though 

the policies are normatively designed to improve the ease and 

efficiency of public services. Therefore, weak communication not 

only affects MSMEs' limited understanding but also leads to low 

levels of participation and compliance with OSS RBA policies at 

the local level. 

 

Human Resources and Infrastructure Limitations in OSS RBA 

Implementation 

        In terms of resources, the implementation of the OSS RBA 

policy in North Gorontalo Regency still faces significant 

limitations, particularly in human resources and supporting 
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information technology infrastructure. Research shows that the 

number of personnel with technical competence to operate and 

assist the OSS RBA system remains limited. At the same time, the 

volume and complexity of services continue to increase in line 

with the growth of MSMEs. This limited human resource 

capacity has resulted in suboptimal assistance for MSMEs, 

particularly in the registration, business risk classification, and 

licensing commitment fulfillment stages. However, according to 

Edward (1980), adequate resources are a primary prerequisite for 

effective and sustainable public policy implementation. 

        In addition to limited personnel, information technology 

infrastructure support is also a determining factor in the 

implementation of digital-based licensing policies. Unequal 

internet access in some rural and island areas of North Gorontalo 

Regency poses a serious obstacle to MSMEs' independent access 

to OSS RBA services. Businesses in remote areas often have to 

travel long distances to access the internet or visit the Investment 

and One-Stop Integrated Services Agency (DPMPTSP) in person. 

This situation not only increases transaction costs for MSMEs 

but also potentially discourages them from pursuing business 

legality. This finding aligns with research Djatmiko et al., (2025), 

which confirms that the success of digital transformation in 

public services is primarily determined by the readiness of the 

technological infrastructure and the accessibility of services for 

target groups. 

        Furthermore, these resources and infrastructure limitations 

indicate a gap between the design of digital-oriented national 

policies and implementation capacity at the local level. Without 

support for increased capacity of civil servants and equitable 

distribution of digital infrastructure, the OSS RBA policy has the 

potential to create exclusionary public services for MSMEs in 

underdeveloped and island regions. Therefore, strengthening 

human resources through ongoing technical training and 

accelerating digital infrastructure development in these areas are 

crucial prerequisites for ensuring the inclusive and effective 

implementation of the OSS RBA policy. This argument aligns 

with Grindle (2017), which holds that the match between policy 

demands and the institutional capacity of implementers at the 

local level greatly influences the success of public policy 

implementation. 

 

Disposition of Implementers and Attitudes of MSME Actors 

in the Implementation of OSS RBA 

       The disposition or attitude of policy implementers is a crucial 

factor influencing the quality and effectiveness of OSS RBA 

implementation, as it directly relates to officials' level of 

commitment, understanding, and willingness to implement 

policies in accordance with established objectives. The research 

results indicate that, in general, implementing officials in North 

Gorontalo Regency have a normative commitment to support 

OSS RBA implementation as part of the public service reform and 

licensing digitalization agenda. This commitment is reflected in 

their efforts to provide licensing services and assist MSMEs with 

the registration process and compliance with licensing 

requirements. 

       However, limited technical understanding of the OSS RBA 

system, particularly regarding business risk classification and 

compliance with licensing commitments, and the high workload 

due to staff limitations mean that services are not fully responsive 

or adaptive to the needs of MSMEs. This finding aligns with 

Edward (1980), which emphasizes that a favorable disposition of 

implementers requires adequate technical capacity and working 

conditions for effective policy implementation. 

       In addition to the disposition of officials, the attitudes of 

MSMEs, the target group for the policy, also influence the success 

rate of OSS RBA implementation. This study found that MSMEs' 

attitudes toward business licensing remain diverse. Some 

business owners exhibit resistance or reluctance to obtain 

permits, influenced by past experiences with conventional 

licensing systems, which are perceived as complicated, time-

consuming, and provide no direct benefits for business 

continuity. These negative perceptions tend to carry over into 

OSS RBA implementation, even though the system is normatively 

designed to simplify the licensing process. This finding reinforces 

the research findings of which show that Lapuente & Suzuki 

(2020), business owners' attitudes and perceptions toward 

licensing policies are strongly influenced by historical experience 

and levels of trust in public service bureaucracy. 

        This situation emphasizes the importance of a policy 

implementation approach that is not solely administrative, but 

also persuasive and educational. Continuous mentoring, 

intensive interpersonal communication, and providing concrete 

examples of the benefits of business legality are essential 

strategies for building trust and changing MSME attitudes 

toward OSS RBA licensing. This approach aligns with Grindle 

2017), which emphasizes that the level of acceptance and support 

from target groups heavily influences the success of public policy 

implementation. Therefore, strengthening implementers' 

disposition and changing MSMEs' attitudes are key factors in 

ensuring that the OSS RBA functions not only as an 

administrative instrument but also as a means of empowering 

MSMEs at the local level. 

  

Limitations of Bureaucratic Structure and Cross-Government 

Coordination in the Implementation of OSS RBA 

       Bureaucratic structure is a crucial determinant of public 

policy implementation because it serves as an institutional 

framework governing the flow of authority, the division of tasks, 

and the coordination mechanisms among policy-implementing 

actors. The study shows that the OSS RBA licensing service in 

North Gorontalo Regency formally complies with national 

regulations, particularly Government Regulation Number 5 of 

2021 on the Implementation of Risk-Based Business Licensing. 

Licensing authority has been centralized within the Investment 

and One-Stop Integrated Services Agency (DPMPTSP), which 

serves as the lead sector for OSS RBA implementation at the 

regional level. However, in practice, cross-sectoral and cross-level 

government coordination remains suboptimal, impacting the 

effectiveness of MSME licensing services. 

       The involvement of sub-district and village governments in 

the MSME service and data collection process remains relatively 

limited, both as information nodes and as policy assistance units 

at the grassroots level. As a result, MSME data used to plan and 

license services is often outdated and incompletely integrated. 

This situation weakens the delivery of public services, as sub-

districts and villages are the government units closest to MSMEs 

and possess contextual knowledge of the local community's 

socio-economic conditions. This finding aligns with the view of 

Mueller (2020), who emphasized that the complexity of 

bureaucratic structures and weak coordination between 

implementing units are often the primary causes of failed public 

policy implementation. 
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Furthermore, the bureaucratic structure of licensing services, 

which tends to be centralized at the district level, limits the reach 

of OSS RBA services, particularly for MSMEs in rural and island 

areas with difficult transportation access. This centralized 

structure increases transaction costs and reduces service 

accessibility for policy target groups. In the context of digital-

based public policy, a bureaucratic structure that is not adaptive 

to regional conditions has the potential to widen the service gap 

(digital divide) between the central and peripheral regions 

(Harahap et al., 2025).  

        Therefore, adjustments to the OSS RBA implementation 

structure are needed to be more decentralized and collaborative, 

strengthening the roles of sub-districts and villages as service 

nodes for data collection and for mentoring MSMEs. This 

approach aligns with Grindle (2017), which emphasizes that the 

success of policy implementation is primarily determined by the 

suitability of the bureaucratic structure to the local context and 

the capacity of implementing actors at lower levels. 

 

Local Context-Based OSS RBA Implementation Model for 

MSMEs 

        Based on research findings, an effective OSS RBA 

implementation model for MSMEs in North Gorontalo Regency 

requires a comprehensive integration of the four main factors 

outlined in Edwards III's policy implementation theory: policy 

communication, resource availability, implementer disposition, 

and bureaucratic structure, with an approach based on the local 

context. Integrating these four factors is crucial given the 

geographical characteristics of North Gorontalo Regency, which 

is dominated by coastal and island areas, as well as the disparities 

in infrastructure and institutional capacity between regions. This 

model emphasizes strengthening policy communication through 

tiered, ongoing socialization involving not only the district 

government but also sub-districts and villages, as the policy 

communication nodes closest to MSMEs. Vries (2020), 

emphasized that clarity, consistency, and reach of policy 

communication are key prerequisites for successful public policy 

implementation. 

       In addition to communication aspects, this adaptive 

implementation model prioritizes human resource capacity 

building and digital infrastructure development. Increasing the 

capacity of implementing officials through ongoing OSS RBA 

technical training, as well as strengthening the role of MSME 

facilitators at the sub-district and village levels, are crucial 

strategies for bridging the gap between national policy design 

and local realities. Furthermore, the development and equitable 

distribution of digital infrastructure are fundamental 

requirements to ensure that digital-based licensing policies do 

not create exclusionary public services for MSMEs in remote 

areas. This finding aligns with recommendations from Das 

(2024), which emphasize that digital transformation in public 

services must be accompanied by investment in institutional 

capacity and infrastructure to ensure the policy's benefits are felt 

inclusively by all target groups. 

       Furthermore, this locally context-based OSS RBA 

implementation model emphasizes the need for a more 

decentralized, collaborative bureaucratic structure that involves 

sub-districts and villages as integral parts of the licensing service 

system. The involvement of lower-level government units serves 

not only as an extension of administrative services but also as a 

center for MSME data collection, policy assistance, and a 

communication facilitator between local governments and 

businesses. This approach aligns with Grindle (2017), which 

states that the appropriateness of the bureaucratic structure 

largely determines successful policy implementation in the local 

context and the capacity of implementing actors at the grassroots 

level. With a more adaptive implementation structure, the OSS 

RBA policy is expected to reach MSMEs more broadly and 

equitably. 

        This adaptive implementation model also firmly 

positions MSMEs as policy subjects, rather than merely as objects 

of licensing administration. MSMEs need to be empowered 

through ongoing mentoring and education regarding the benefits 

of business legality, access to financing, and business 

development opportunities available through the OSS RBA. This 

empowerment approach strengthens the OSS RBA's function not 

only as an administrative instrument but also as a strategic tool 

for promoting economic inclusion and boosting the local 

economy. This view aligns with the concept of inclusive policy 

implementation, which emphasizes the importance of 

participation and acceptance by target groups for the success of 

public policy (Neshkova & Guo, 2018). Therefore, the locally 

context-based OSS RBA implementation model proposed in this 

study is expected to serve as a reference for local governments in 

optimizing MSME licensing services effectively, inclusively, and 

sustainably. 

 

CONCLUSION 
The implementation of the Online Single Submission Risk-

Based Approach (OSS RBA) licensing service for MSMEs in 

North Gorontalo Regency has not been fully optimized, despite 

support from a clear national regulatory framework and a digital-

based licensing system. Research findings indicate that the main 

challenges to implementing this policy lie in weak policy 

communication, limited human resources and technological 

infrastructure, the disposition of implementers that is not fully 

supported by adequate technical capacity, and a bureaucratic 

structure that remains centralized and less adaptable to the 

region's geographic characteristics and socioeconomic 

conditions. These four factors interact and collectively contribute 

to the low effectiveness of OSS RBA licensing services for 

MSMEs. 

This study concludes that successful implementation of the 

OSS RBA requires a locally context-based policy implementation 

model that integrates strengthened communication through 

tiered, ongoing outreach, increased human resource capacity 

among implementers, equitable distribution and strengthening of 

digital infrastructure, and a more inclusive and collaborative 

bureaucratic structure. The active involvement of sub-district 

and village governments as service nodes for data collection and 

mentoring MSMEs is an essential practical recommendation for 

improving the accessibility and quality of licensing services, 

particularly for MSMEs in rural and island areas. 

Theoretically, this research contributes to the development of 

public policy implementation studies by emphasizing that the 

success of national policies, particularly digital-based ones, is 

primarily determined by their level of adaptation to the local 

context. Integrating the Edwards III policy implementation 

framework with a regional contextual approach enhances 

understanding of the importance of aligning policy design with 

implementation capacity at the local level. Future research could 

test the effectiveness of this adaptive OSS RBA implementation 

model in other regions with varying geographic characteristics 

and levels of infrastructure readiness, and examine its 
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implications for improving MSME formality and sustainability 

more broadly. 
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